Balanced Scorecard has not yet been tested in Brazilian small-scale municipalities. The BSC is based on dimensions of Learning and Growth, Internal Processes Business, Financial and Customer. In order to fit to public organizations it needs some adjustments due to these organizations' objectives. This paper presents a case study focusing on municipalities from Brazil. Data has been collected by action research and analysed by qualitative analysis. The analysis indicates that the BSC can be easily implemented in small-scale municipalities. It soundly depends on Mayor's leadership and staff's engagement. The way it is put to practice is also important. By keeping it as easier as possible, civil servants are more able to participate and to collaborate to the process.
INTRODUCTION
After the advent of the New Public Management (NPM), public sector managers and scholars became much more aware of the importance of managing this particular type of organization by using tools supposed to improve efficiency, effectiveness and transparency (Moynihan et al., 2011) . In this wave, an abundance of studies, papers and books attempted to understand and to set mechanisms for making public organizations more private alike (Hood, 1995a , Moynihan and Pandey, 2010 , Berman, 2006 .
One of the most famous of such mechanism is indubitably the Balanced Scorecard, which is a strategy formulation device proposed by Kaplan and Norton (1992) . This device has as a starting point the organization's vision of future and from this, it create the conditions for setting objectives, targets, actions, all of this controlled by performance indicators. It is a largely implemented tool in the private sector with some experiences in the public sector, mainly on nonprofit organizations (Kaplan and Norton, 2001 , Silva and Gonçalves, 2011 , Cruz et al., 2010 . There are even some experiences of using the BSC as strategy development device in government (Carmona and Grönlund, 2003, Moynihan and Pandey, 2010) , but there are few empirical evidences supporting it as a useful tool for this multicustomer and multistakeholder organization (McAdam et al., 2005 , Yetano, 2009 , Farneti and Guthrie, 2008 .
The Balanced Scorecard (BSC) has not previously been tested in Brazilian small-scale municipalities as a tool for managing performance. Due to the lack of evidence and the idiosyncratic nature of the tool it is not clear whether this approach to performance appraisal is generalisable across all jurisdictions. There is evidence that BSC has been employed in the USA and Canada (Chan, 2004) , Great Britain (Wisniewski and Olafsson, 2004) , Australia (Yetano, 2009, Farneti and Guthrie, Hoque, 2008) , New Zealand (Greatbanks and Tapp, 2007) , Italy (Farneti and Guthrie, 2008) , and Norway (Askim, 2004) , among other countries. However, there is limited research on its use in developing countries. Due to the apparent gaps in literature, this paper aims to contribute to local government performance management by adding key variables, and assessing whether BSC can be successfully and feasibly employed in local government in developing countries.
This paper presents an investigation carried out with the City if Guarani, a small-scale municipal district from Brazil in a two years period of time from 2006 to 2007. Data has been collected by action research and grounded theory and analysed through interpreting raw data with researchers' subjectivity. At the end, the paper aims to contribute to local government management theory by providing empirical evidence on the process of putting the BSC to practice in a small-scale municipality in Brazil.
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The paper is structured in order to devise a comprehensive theoretical framework for explaining:
• Why performance management has become so important to government? • What are the frameworks managers have been using to improve performance? • What is the BSC's role in this endeavour? And, as the main research question • Is the BSC a feasible tool for helping mayors to devise strategies for improving performance?
THEORETICAL FRAMEwORk

Why Performance Management has become so important?
Performance management has been on scholars' agenda since 1980's. In great measure influenced by Peters and Waterman's (1982) landmark book In search of the Excellence, whose main objective was to depict the determinant factors that leads an organization to superior performance. At the same decade, Porter (1985) launched his ideas about performance management in the business sector in the book Competitive Advantage: Creating and Sustaining Superior Performance, in which he proposed the famous 'diamond'. Later on and after investigating countries from four continents, Porter (1998) launched his ideas about the competitive advantage that would make a difference between developed and in developing countries in the book The Competitive Advantage of Nations. According to this author, performance is very likely to be seen as the result of the adequate management of external and internal factors, which leads a country either to superior or to inferior performance.
For-profit organizations, on their turn, are created to seek financial results for their stockholders. On the other hand, public organizations have neither owners nor shareholders. They are entitled to serve the local population instead. In this vein, power in public organizations is a temporary issue, because it is the result of a mandate exerted by politicians on behalf of their constituencies. Such idiosyncrasies place public and private organizations in different sides in terms of the exercising of power. Besides these differences in nature and objectives, the great majority of public managers focus utterly on financial measures for assessing the performance of public organizations, such as fiscal surplus/debits (1996) .
Nowadays, this paradigm has changed and public managers have been more concerned with other types of performance measures in order to ensure superior performance. Kaplan and Norton (1991) , Porter (1996) , and Woods (Woods and Grubnic, 2008) challenged this assumption indicating that organizations need to develop more comprehensive performance indicators in order to fully understand the organization's operation and the environment in which it is embedded. According to Kaplan and Norton (Kaplan and Norton, 1992) , financial measures should be complemented with information from internal processes, customer's requirements and organizational learning and innovation (2006, p. 9) . Lebas (1995, p. 23 ) argued about the difficult to precisely define the term performance, which "can mean anything from efficiency, to robustness or resistance or return on investment, or plenty of other definitions never fully specified". According to Berman (Berman, 2006 (Berman, , p. 65, 1995 , "performance is defined as the effective and efficient use of resources". Sinclair and Ricardo Corrêa Gomes Viviani Silva Lírio Zairi (Sinclair and Zairi, 1995, Ball, 1998) defined performance management as "the day-to-day management of individuals based on performance measurement". Due to differences on nature and mission, public organizations need to be looked upon in order to cover managerial as well as political aspects (Kaplan and Norton, 2001 ). In the same vein, Kaplan and Norton (2001, p. 98) , suggested that the non-for-profit organizations should put constituencies at the top of their strategic maps, by arguing that "... in a nonprofit organization, donors provide the financial resources -they pay for the service -while another group, the constituents, receives the service. Who is the customer -the one paying or the one receiving?"
Performance Management in the Public Sector
The concern about performance management in the public sector started with the advent of New Public Management (NPM), which according to Hood (1995b) involved a different conception of accountability. The basic assumptions NPM is based upon reducing differences between public and private organizations and more emphasis on results rather than processes (Lee, 2006) . In the same vein, Hood (1991) proposed a framework for understanding NPM rationale, which is split of into two main lines: the adoption of a 'new' structure and the adoption of business based procedures. Hood (1995b) Given the seven differences between new and old public management (Riccucci, 2001 ), we realized a great deal of attention to the innovation number six and a flood of initiatives on performance management and measurement has been engulfing government and non-profit organization where public managers are trying to make things more reasonable for themselves and for society.
Performance Measurement in the Public Sector: the use of the BSC
Public sector organizations have employed more and more performance indicators as a tool to control performance (Kaplan and Norton, 2001) . They develop tools from several frameworks, such as business excellence model, Investors in People), charter mark, ISO 9000, the balanced scorecard and benchmarking (Chan, 2004) . Another list of performance frameworks are suggested by Wisniewski (2004) and they are the performance pyramid, the results and determinants matrix, the Balanced Scorecard, the consistent performance measurement system, and the integrated performance measurement system. The common point between the two lists is the Balanced Scorecard.
According to Kaplan and Norton (1996, p. 25) , "the Balanced Scorecard translates mission and strategy into objectives and measures, organized into four different perspectives: financial, customer, internal business process, and learning and growth." They (1996, p. 25) also added "the four perspectives of the scorecard permit a balance between short-and long-term objectives, Strategic Planning in Brazilian Small-Scale Municipalities: is the Balanced Scorecard a Feasible Tool?
between outcomes desired and the performance drivers of those outcomes, and between hard objectives measures and softer, more subjective measures." In Kaplan and Norton's view (1996) , strategies are developed following a cause and effect approach. In this vein, "…measurement system should make the relationship (hypotheses) among objectives (and measures) in the various perspectives explicit so that they can be managed and validated (Kaplan and Norton, 1996, p. 30) . For example, investments in learning will lead to a better internal business processes, which, in turn, is likely to improve customer's satisfaction and loyalty, and therefore ending up in a higher return on investments, which would satisfy shareholders (Greatbanks and Tapp, 2007) .
After being implemented in a huge amount of business-based organizations, we now realize its application to public organizations. There is evidence that BSC has been employed in the USA and Canada (Askim, 2004) , Great Britain (Kaplan and Norton, 2001) , Australia (Yetano, 2009 , Farneti and Guthrie, 2008 , Hoque, 2008 , Italy (Farneti and Guthrie, 2008) , New Zealand Norton, 2001, Greatbanks and Tapp, 2007) , Norway (Chan, 2004, p. 216) , among other countries. Despite being widespread in developing countries, there is few empirical evidence in literature about the application of the balanced scorecard (BSC) in developing countries (Gomes and Liddle, 2009, Ruas, 2003) , but no evidence whatsoever for the specific case of Brazilian small-scale municipalities. Lee (2006, p. 52) argued that the following characteristics legitimate the BSC as a useful framework for improving performance and they are:
• Derived from strategy; • Stimulate continuous improvement; • Clearly defined purpose; • Simple to understand and use.
According to Kaplan and Norton (Kaplan and Norton, 1996) , the BSC needs some adjustments in order to fit to non-for-profit organizations modus operandi, because their main objectives are not finance-related. They suggested putting the customer (better saying constituencies) at the top of the strategic map. But, even this small alteration could be a tricky one. Kaplan and Norton (2001, p. 98) , argued that "... in a nonprofit organization, donors provide the financial resources -they pay for the service -while another group, the constituents, receives the service. Who is the customer -the one paying or the one receiving?" For this strategic problem, they suggested that "organizations place both the donor perspective and the recipient perspective, in parallel, at the top of their Balanced Scorecards" Norton, 2001, p. 98, Kloot, 1999) Radnor and Lovell (2003) prevent about some key-measures who are to be met in order to ensure the implementation of the BSC in public service organizations (in their case Health Care Organizations in the UK).
• Demonstrating the BSC's theoretical and practical potential to add service value; • Obtain support to introduce the BSC; • Do not ignore past experiences.
In the same vein, Chan (Chan, 2004) concluded about the effort of putting the BSC to run in public organizations as a set of eight factors:
• top management commitment and leadership buy-in; • departmental, middle-manager and civil servant participation and buy-in;
• culture of performance excellence;
• training and education;
• keeping it relatively simple, easy to use and understand;
• clarity of vision, strategy and outcome;
• link of balanced scorecard to incentive; and • resources to implement system.
Considering the ideas outlined above, we don't know yet whether the BSC helps small-scale municipal districts to devise better strategic plans. And this doubt derives from the idiosyncrasy of such type or organizations. In Brazil, more than 90% of the municipal districts have less than 50.000 inhabitants (Brasil, 2011) . The city hall is very close to the local population and the Mayor, in the majority of the cases, manages the budget as its own 'wallet'. The literature offers, as stated before, some experiences of implementations of the BSC in public sector organizations, but none whatsoever on Brazilian municipal districts. One explanation for this fact could rely upon either the great difficult on implementing this tool on a rather multi-client and multi-stakeholder organization, or due to mistrust of public sector managers on tools imported from private sector. Another difficulty we see before going deeper on the analysis is about the electoral process itself, which states that local population should be consulted every four years about who are to be in charge of its destiny for the period ahead.
The review on literature presented above leads us to think about the feasibility of implementing the BSC in a small-scale municipal district and the following research question arises, which is inspired on Yetano's work(2009): How small-scale municipal districts in developing countries react to the implementation of the Balanced Scorecard as a strategic management tool?
METHODOLOGy
Given the research question proposed above, the investigation was designed to figure out whether the BSC is accepted by small-scale municipal districts as a feasible strategic and performance management framework. In order to fulfill this question, the most suitable research strategy seems to be the case study, which according to Yin (2003, p. 23 ) is "…an empirical inquiry that investigates a contemporary phenomenon within its real-life context…" Yin (2003) also argued that case studies are indicated when the investigation does not requires control of behavioral events, and when it focuses on contemporary events. According to Yin (2003) , case studies can be designed either as single or multiple, looking at the case as whole (holistic), or units of the case (embedded). Single case studies should be a genuine, extreme or unique representation of its class. It also should be a typical case. In this investigation, we have chosen the Municipal District of Guarani due to its representativeness of being a small-scale municipal district that demonstrated interest on trying the BSC as its strategy and performance management tool.
As a research approach, we chose the action research due to its flexibility of involving respondents in data collection and analysis (Moss et al., 2007) . According to Bryman (2008) is an approach in which the researcher and a client collaborate in the diagnosis of a problem and in the development of a solution based on such diagnosis. Data was mainly qualitative and collected by semi-structured interviews and focus group. For collecting data, meeting were set up with the Mayor, Vice-Mayor, and whole secretariat group, including the Secretariats of Health, Education, Social Services, Administration, Finance, Housing, the General Attorney, Accounting and other services. The four sessions comprised the data collection process and it happened as follows. In a first meeting with the Mayor and the Vice-Mayor, the main objectives and a timeframe and
schedule for the sessions were defined. In a second session, the Mayor indicated the overall aims of his administration and what he did expected from the most important areas of the municipality in terms of goals. The third section was a round of focus group session with ten people, where some secretariats and senior officers did attend in order to indicate achieve consensus about the main objective of each area. The last session was another focus group to define targets for each area and feasible performance indicates to compose the BSC. The whole amount of data was analyzed according to the interpretative paradigm (Bryman, 2008) and by content.
The identification of the research locus
Guarani is regarded as a small-scale municipal district due to its population size. According to the 2007 Demographic census (Brasil, 2007) , Guarani has 9,487 inhabitants scattered throughout 264 Km 2 . Table 2 presents the economic sector and the percentage of the population employed in each sector. Data indicates that more than 40% of the population is employed in the services sector with a preponderance of civil servants in this figure. The city is located at the southeast of the State of Minas Gerais and at 276km from its capital -Belo Horizonte as Figure 1 illustrates. Its secondary sector is based on manufacture of goods, mainly textile; chemicals; and the manufacture of food. Table 3 presents the Human Development Index (HDI), which has been developed by United Nations Development Program (UNDP) for overseeing how countries are doing for reducing poverty and for improving quality of life. According to UNDP (UNDP, 2008), the human development index is a composite index that measures a country's average achievements in three basic aspects of human development: health, knowledge, and a decent standard of living. The HDI is a figure between zero and one. An index below 0.5 is considered to represent 'low development'. On the other hand, an index of 0.8 or higher is considered to represent 'high development'. Com-
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Viviani Silva Lírio paring Guarani's figures with the highest in the world (Iceland), with Brazil, with Minas Gerais and with the highest HDI in Minas Gerais -the city of Poços de Caldas, we realize that its situation could be worse and it is below the higher level only in the wealth index and in the general index. Education and health are both regarded as high development situations. 
FINDINGS
The approach to Guarani's Mayor happened following an invitation from him to visit the city in order to help them on management issues. From this meeting, the idea of devising a strategic and performance plan was born. Following indications from literature, the BSC was indicated as a feasible tool through which mission, objectives, targets, actions and performance indicators would be devised. From the Mayors' green light the investigation started and this was carried out according to the framework presented in Figure 2 .
In the first meeting, which involved the Mayor, Vice-Mayor, a calendar of interviews with the staff has been agreed and a seminar of integration was set. In this seminar, the main objective was to clarify to the civil servants the aims of the work as well as their contribution. In the seminar, staffs were gathered into affinity groups in order to refine the vision, mission and the main objectives of the administration. The aim was to check out whether people were integrated and specking the same language. At the end of this meeting, a vision, a mission and some key-objectives was set.
At the second stage of the work, another meeting with the mayor and the vice-mayor was set down in order to devise the main directions for the strategic plan of the city. The mayor indicated some guidance's for the performance management framework pointing out where he would like to see the city in terms of revenue per capta, education, health and environment.
At the third stage of the while semi structured interviews were carried out with civil servants and staffs, the research team got involved with analysing documents produced by the administration. The interviews were conducted in order to give as much freedom as possible to respondents to express themselves and to contribute to the definition of objectives, targets, actions and performance indicators for their department. Worthy to mention, that focus group where conducted with some senior officers in order to devise better targets and the appropriate performance indicators for each secretariat. After two months of interviews and analysis, the strategic map was devised. Table 4 presents the results of this stage of the research.
Strategic Planning in Brazilian Small-Scale Municipalities: is the Balanced Scorecard a Feasible Tool? The fourth stage was a meeting with the whole set of people involved in order to validate the results. At the beginning of the meeting and as there were some people that didn't attend the other activities, some explanations about performance indicators were provided, such as what is a performance indicator, what is its contribution to management, how to control and to oversee them and what actions can be devised from the process of controlling performance indicators. After this preliminary information, the team was introduced to the Balanced Scorecard, in which Guarani's mission, main objectives, targets, performance indicators, and actions were presented. In order to facilitate their job, they were presented with a manual in which the main information was provided. 
DISCUSSION
Performance management has been in the public sector agenda since New Public Management came into action in the 1980'. Since then, public sector organizations have been involved on developing and implementing schemes for improving performance and offering better quality services to the local community. Most of the initiatives were based on adapting business-based tools for improving performance. One of the most famous tools is inarguably the Balanced Scorecard, which has been implemented in public sector organizations all around the world. Despite this, the literature does not provide empirical evidence about the implementation of the BSC in Brazilian local government.
In this paper, we present an attempt of implementing the BSC in a small-scale municipal district located at the southeast region of the State of Minas Gerais -Brazil. The endeavour presented here, followed the action research investigation carried out in order to gather staff and civil servants compromise to the success of the implementation. For so doing, we followed the eight determinant factors success for implementing the BSC in a municipal setting as suggested by Chan (Chan, 2004) after surveying municipal government from USA and Canada. Below we present each of the suggestion confronting with evidence gathered at the field. In this paper, we report the results of the development of the BSC in Guarani. The contribution provided by the follows is of twofold: it is a theoretical contribution in the extent that it provides empirical evidences that the BSC is a feasible tool for local governments, and it is also a practical contribution as we suggest a set of performance indicators that could be put to practice in any small-scale municipalities.
1) Top management commitment and leadership buy-in
This was a determinant factor for implementing BSC in the Municipal District of Guarani. We only started the process after being assured that the Mayor and Vice-Mayor was both at the helm of the ship and they really desired that things got changed in the municipal district. This was particularly true to the extent that the Mayor participated in all activities and meetings throughout the process. Staffs delivered strong evidence that this was the real situation and not something that was done for impressing the research team.
2) Departmental, middle-manager and civil servant participation and buy-in Action research facilitated staffs and civil servants participation in the extent that they were responsible for defining objectives, targets, performance indicators, and actions. Without their support things would be very difficult to the research team who was neither not familiar with several aspects of Guarani day-to-day activities, nor with some specificities of the work at hand. The issue related to this aspect is that as participating in the process, the co-ownership of management team and civil servants increase in a great deal.
3) Culture of performance excellence This was a difficult moment for the research team. Guarani's management team was not accustomed with performance management and performance indicators. At the very first moment, they regarded the endeavour as a waste of time and resources and that the initiative would not bring any improvement to the city and to the city hall. The Mayor's leadership was therefore imperative to the fulfilment of the project.
4) Training and education
Guarani's staffs and civil servants have not participated in any training whatsoever up to the moment of the implementation of the BSC. The fact that HR was dealt with as so is clear evidence that this department was solely occupied with recording new contracts and producing the payment sheet. With the implementation of the BSC, people started to take HR more seriously Strategic Planning in Brazilian Small-Scale Municipalities: is the Balanced Scorecard a Feasible Tool? in order to pave the innovations required by the new strategic and performance management.
5) Keeping it relatively simple, easy to use and understand
The research team tried to keep the BSC implementation as easy as possible in order to gather cooperation from staffs and civil servants. As one of the section participant said, "no one compromise himself with something that he does not understand" (Accounting Controller). At the end of the final section, the word BSC was integrated in their vocabulary. Some of them were not able to speak 'Balanced Scorecard' due to language issues, but they had worked out a way for telling to the research team that they had assimilated the message.
6) Clarity of vision, strategy and outcome
The clarity of the vision and of the mission was achieved at the first section when the Mayor asked the audience to speak in their own words what they expect to be a mission of the administration. In his own words: "Please, tell me what moves you out of bed every morning to come to the city hall and to give your best for Guarani's citizens?" 7) Link of balanced scorecard to incentive This was not over the table the moment we started the BSC implementation in Guarani. The Mayor refused to link the implementation to incentives because he was not sure whether the initiative would be the successful the research team was expecting. Despite, his primary position against the incentive, he promised to review it as soon as the BSC started make strategy and performance management easy, useful and promissory.
8) Resources to implement system
The research project was implemented with resources from the State Government of Minas Gerais through grants provided by FAPEMIG (Support to the Research in the State of Minas Gerais Foundation). The city hall was responsible for some expenses, such as refreshment for the meetings, transportation for some staffs and civil servants and other small expenses. At the beginning the Mayor was a little sceptical about why Guarani had been chosen among hundreds of other municipal districts in the region. But, the research team leader explained to him that the decision was made due to his engagement to the success of the project.
FINAL REMARkS
Public sector managers have been struggling to find out the means to devise useful strategies and performance measures for keeping society confident and satisfied. This was the main motive behind the New Public Management and this has been the road public managers have been walking for keeping their place within public administration. The Balanced Scorecard is another attempt for doing so. It has been transported from private sector implemented as it was devised in some cases, adapted to fit public organization aims and needs in other cases.
The literature provides empirical evidence that the BSC can be successfully implemented in public sector organizations. Indeed, Kaplan and Norton (2001) suggested that the order of importance of some dimensions should be changed in order to fit better to this different sort of organization (prioritizing constituents rather than finance). Guarani's experience has proved that the literature is right and the BSC could be a feasible tool to public sector organizations put strategic management to practice. By using the BSC, we managed to devise objectives, targets, performance indicators and actions that would help to improve the human development of the city if it is followed as such. The literature to date didn't have any evidence of the feasibility of doing so in in-developing settings.
The difference we realized across the process is related to the leadership of the Mayor.
Some staffs and civil servants were very sceptical about the BSC future in Guarani if other different ideology came into power. As stated by one civil servant: "the first moment another mayor assumes the city hall, the BSC will be part of the past and everything will be forgotten. This is the way things go on in politically managed organizations". There is nothing the research team could do about the discontinuity of the electoral process, because this is part of the democratic rules of the game. Changes are inevitable due to the lasting of political mandates. Nevertheless, the seed has been planted. This administration is just about to come to an end and the Mayor leave is supposed to leave the city hall, but the civil servants will stay and, if they are keen on the importance of the tool, they will managed to keep it alive for the next administration.
In this paper, we present an investigation carried out with one Brazilian small-scale municipal district trying to prove that BSC fits to this particular kind of organization. The all thing needed is to gain compromise from leaders and from staffs. The moment they assume it will help them on making strategic and performance management easier and more effective, they will buy-in the idea and put it into practice. The Guarani's case study has proved this issue by the evidence gathered throughout the data collection process. In focus groups sections as well as in interviews, staffs and civil servants admitted that after the BSC they started focusing on results rather than on processes and strategy is now part of their daily activities.
In terms of the research question devised, the analysis proved staffs and civil servants do react well to the implementation of the BSC as a strategic management tool depending upon Mayor's leadership. They also see the BSC as a useful tool to help them to manage performance to the extent that feasible performance indicators are devised. The evidence also corroborated Chan's suggestions of determinant factors to success in the implementation of the BSC in public organizations.
Our conclusion is that the BSC is a feasible strategy and performance management tool to be implemented in small-scale municipal districts. It seems to be heavily dependent upon Mayor's leadership and upon staffs and civil servants' engagement. Another issue that is very likely to facilitate the process is related to the way it is conducted. The most involved with the aims and with the operation of the process people get the more success it is likely to achieve. In this investigation, the research team gave to civil servants and to the staff the opportunity of influencing objectives, targets, actions and the performance indicators were devised. This modus operandi made the whole people involved in the process and more responsible to the success of the BSC implementation.
As every investigation, this research has its limitations related to time and to the methods employed. As an action research, the findings are based on the perceptions and ideas presented by the people who worked for the municipality the time the investigation was carried out. This could be different now and the investigation needs to be replicated once again in the same municipality in order to corroborate and to date the findings and conclusions presented in this article. Another limitation lies on the length of time between the data collection and the writing of this paper. It has taken some time to make sense about some issues indicated in the action research sessions due to the complexity of analyzing videotape data. Though not invalidating the results presented here, it is another indication that the research needs to be replicated.
